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SANITIDED Nr u dolla Sir 


SECRET . 5 dis 


June 30, 1961 


MEMORANDUM FOR THE PRESIDENT 


SUBJECT: CIA Reorganization 


f submit the following viewa aa one whe worked in OSS during the 
war and served as a periadic CIA consultant in the years since. 


On balance, CIA‘s record has probably been very goed. In the 
nature of elandestine operations, the triumphe of an intelligence 
agency are unknown®; all the public hears about (or should hear 
about) are its errers. But, again tn the nature of the cage, an 
agency dedicated to elandestine activity can afford damnsd few 
visible errors. The important thing te recognize today. in my 
judgment, is that the CIA, as at present named and constituted, has 


about used up ite quote. Its margin for future error ie practically 


non-existent. One more CIA debacle will shake faith considerably 

in US policy, et home a9 well as abroad. And, until CIA ie vieibly 
reorganized, it will (as in the Algerian instance] be ey blamed for 
develepmente ef which ſe is wholly innocent. 


cor ahould he «a a grove and repeated CEA failing das been ite 
occasional réatiinegs to euccumb to the temptations of favegabte 


publicity. The Guatemalan and Iranian operations were almost 
nullified by the flood of self-congratulatory publicity wiitch foltewed 
them (e. g., the articlos by Richard and Gladye Harkaess, The 
19. 1954). 5 : 
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Fhe argument of this memorandum to that CIA's trauble can be traced 
to the autqnomy with which the agency has heen permitted to operate; 
and that this cutenemy fe due to three main causes: () dn inadequate 
Gactrine of clandcatine operations; (Z] an inadequate conception of 
the 5 between operations and policy; (31 an e 


SECRET 


conception of the relationship between operations and intelligence. 
The memorandwn algo suggests waye in which gn of thease pred · 
leme can pethapa be sllevinted. 


& CLA Autonomy 


GIA conducts three main fozena of eeezet works closdestine intelit« 
genes collections covert political operations; and pars 


activities. I earvies on these function with relative autonomy. 


The reasons for the aufsngmy are histerical. 


When CIA began cho State Department, atitl ining too mach ia 


terms of ite traditional migstens in foreign effaizca, looked an this 
new venture with cugpidion dad renounced the epportunity to ecize 


—— — soe 
GiA'e independence fm euperviclen by State Denn ment dess 


fs the meantime, GIA grow in ese and passer, Busing the fifties it 
ais epartits au in ehe Ne ol 


Fee a 
1 indad men. 7 
net brilliant e e 
developed, ans the grester rate it played in the lateution of paltey.. 


By the time that State had begun to be folly aware of the probleme 
VPV 
Ste m ultimate auth es 


— —— — 


48 © tall — Grate never had tile ta contrat 

set, 2 — ced 1 a en ground tn e 
. reporting en even tn the mntotenace of 
overt diplomatic contacts: 


SECRET 


SECRET 


For ite part, CIA had developed a whole series of functions paral- 
leling already existing functions of the State Department, and of © 

the Defense Department ag well. Today it has ite own political 
deske and military staffa; it has in effect its own foreign services 

it has (or bas had) ite own combat forces; it even has its ows air 
force. its annual budget is about times that of the State Depart 
ment. The contemporary CIA pogsassea many ef the characteriatice 
of a state within a state. 


Hi. Doctrine 


Though GIA's autonumy developed for hiaterical reasons, it has been 


able to endure because there ie no doctrine governing our donduct of 
clandestine operations, The problem of doctrine for CLA ta the extent 
to which its various clandeatine missions are compatifie with a free 
and open society. 


it is idle te argue that, because the Communists can do such-ond-ouch, 
we are free to do it tos. CGommuniom te a creed nurtured in cone 
epirecy: and the whole point af Gommunist sacial and polittecal cegani- . 
gation is to make conepiracy effective. If ‘fighting fire with fire“ means 
contracting the freedome traditienally enjoyed by Americens in order 
te give more freedom to CIA, un ene séricualy wiehes to do that. Yet 
i do not feel mat we have tried rigorously to think through the mits 
which the maintenance of an open caciety places on secret activity. 
Until thie ta dong, CIA's rele will net be clearly defined and under 
eteed: The problem which mune bs faced igs what gart of secret 


aétivity te constetent with the preservation ef & free ata order? . 


We must begin. I bolleve, ty accepting the fact that the United States 
will continue to be a nation in which politicians will ack questions and 
make speeches, reporters will dig out stories, newspapere will pub- 
lish editeriala, individuals, driven by promptinge of caascience, will 
blurt cut Minges harmful to the taten and co am, We do not wich to 
change these thinge and could net do so without violating the essence 
of our cocicty,. Tage things make up the framework te witch CLA 
must operete,, In chorh they constitute the problems gad, ae 
General Maeghall uses to aay, Theres no potat fe fighting the 


probtiem,.” 
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Each form of secret activity presents ite n problem, Clandestine 
intelligence collection has been a traditional function of the agtional 
otate. He rules and usages are feivly well established. In the 
main. eapionage, if conducted with discretion. éhoulé preaem no 
great problem, Howeveg, when e 8 with an open checkbook 
ord a broad mandate, even eepionage con begin to pach agains the 
itrelts of secret activity in an open sesiety, E consider later, fer 
example, the question of (he Gontrolied Américdn Source (CAG and 
whether the overdoing of CAS ia not beginning to harm other activitics 


- of the government. 


Govert political operations present a trickier — Nes 
arige when it fo necesesry to subsidies nowepanert, politielane and 
organiaations in other counteies, But corruptien of the political life 
of another nation fe not @ esapencihility te de lightly aecumed. 1 
wonder whether CIA hae ao? done ted much of its for the joy of it. 
Pogamilitary activities ¢zeate an even mone difficult probiem, if 
only because tho protlems of concealment are c much mere 


ix genevel, 1 would cuggeut that any secret operation whose encoces te 
dependent on the gupgresston of news, en lying to Congeacamen and 
Jeurhailete and on the deceptian of the clectorate chould be undertaken 
only when the ertete te co considerable that the gains eeally seem to | 
qutweigh the „ This euggecte thet the of tha pros 
bed operation may be of cractal tmportince, 5 — eae 
the vieibility of the egesation, — — an . 
Giwerting the tmpulees anit denying the values af an n soclety, 

the sickice id Bacumed, gnd the more urgent it te at an overwhelming 
cage bo made for te neecaalty,. 


In host, when confronted with s proposed eporutton, @o must act only 
eck ehether the oparatica fe technically fensitiie in tte own terme; we 
rast oak whether ite queceds requires our epee society do be in an 
cartons way tale to tts own principlogy 
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Clandestine activities choulé te asaessed not pare in the cent et 
of their relationship o an epen aocicty bet aldo in the context of their 
relationship to United States foreign policy. 


GIA operations have uct been hald effectively eubordinste to U. 8. 
forsign pelicy. 


1. Clandestine intel 
State Department conte 


ze collection is, by charter, free from 
“Fhis fact exposes American foreign poltcy 


to a multituds of embarragsamente when CfA is discovered recruiting 
agents or developing sourcce in a felendly country. Tho recent 


Singapore ease, when CIA, without notice to the Consul General, 


teed to subvert e member of the Special Branch of the Singepore - 


Polico provides en instructive example: After complications of 
ludicroue complexity, including an attempt te subject the recruit to 

a le- detector test, it turned out that the recruit had long since 
informed bie eupertore of the CLA appreach and was leading CIA 
into a trap which, when sprung, produced considarabic emberracs- 
mang te relations between the US and the ingagere government. 
Theve have been troubles ef @ eompsrabic sort a Pakistan and in 
Japan (where a group of Chinese Nationale weve emugaied into Saacho 
to work in a CH- eerst. 


CIA hes said that, in such cases, neither the Embagey nor the Depart - 
ment in Vachington is acgrmally informed of this type of eperation. 

fn chort, no one knows how many potential pechiome for US foreign . 
policy ~- and how much potcatial friction with friendly states · are 
boing created at thie mement by CIA clandestine intelligence operations. 
Surely there ia an engumeet for permitting State to Gecide whether the 
advantage to be gained by the operation (egg. the information derivable 
from an agent within the Special Branch of the Stagapore Police) cue · 
weighs the risk (ego. exaaperating the local government and shaking 
ite confidence both in cur purposes and in aur senee}.. Clandectine 
intelligence operations ehouldé plainly be cleared both with the Depart- 
ment of State and (eave for exceptional inctances and en ageecement of 


the Secretary of State} with the lecal Us, Ambassador, 
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2. Covert olitica’ gesang techaicgliy require State 
¢ clearance. In practice, however, CIA has often been 


adle to setze the initiative fa ways which reduce State's role almodt 


to that of a rubber Gtamp. 
This has been partly the consequence of the Superior drive and 


activiem of CIA pereennel, especially ee compared with the ditfidence 


of Stats Bepartment personnel. Fer cxample, when men come to CIA 
with the aseignment of devalaping covert political campaigne or 
organising coupe or preparing for paramilitary wagfare, these mea 
naturally fall to work with ingenuity and zeal; thoy probably feel thet 
they are nat earning their pay untege, say. they organize as many 
coups se possible. The concept of ‘contingency plenaing’ hso 
legitimatized the enerete preparation of operations sill presumably 


‘te @ hypothetical atages people ald act at fleet usties that ‘centingency 


planning, ' when carried to the etage of recruitment and training of 
personnel, ereates @ vocted interest which often transforme centine 
gencias into apperent necedsitios. Thus. i a group is assembled 


project through (It to argued} will invite the diveopoint: 
Silenation of the grep 40 the Pregeure incvessee to fellow through 
en what had started de a pute speculation. This wae a contral factor. 


A eoures, inthe Cuban decision «« the fact that distandment of the 


Suden force in Guatemala just ge med te create toe many probleme and 
emBbarresomente. Having entered inte relations with pevecastlities in 
forcign lande. CIA has sometimes ceemed to feel thet wo must there. 
after da pretty much what they want = ciao they will Now ancurity 
er eves go over to the Gommuniata. This appreach hag made us en 


Sanaa the priganare of on own agente, 8 


We become prigancre of ous agente in angther eqnse too. The Cuban 
episode leaves the atrong impressten that CIA ie nat ablo to control ite 
own i- level cperativee,, While the CIA people in Washingten are men 
of exceptionally high quality, the mea ettracted es field jobs ara come- 
times tough aad even victoug peaple motivated hy drives cf ther own. 
and not necogearfly in political or even moral sympathy with the purposes 
af the operatiac. Such actions as locking up the Revalutiesary & 

guch exterprises #6 Gpevation 40 in Mien whore GIA agente reportedly 
trained Cubans in methods af torture, such episodes as the detention and 
third degree reportedly Gdrainiatered te Dr, Nadel Nodal Tarafa and 
kG other democratic Cubans thie February - ali theae suggest that things 
ge en under CIA speaterehip with which CIA in Washington ic only dimly 
sequainted.. 
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ft has meant too that the State Department, een apprised of an 
operation only in ite tater etagea, ia under great pressure fo 
endorse the operation as flready mounted because of the alfegad 
evil consequences of enereising a veto. i well remember Tom 
Mann's remerk the day the decision wes mids to eo ahead en Cuba: 
em would never have favored initiating thie epexations but, since it 
-das gone as far as if hse, E do nat think we con risk calling it oH. 
Moreover, at time when there is intreaging premium on activiem, 
State, when it queations CIA cperationa or initiatives, esats itself in 
& prigsy, easy, negative v. The advocate of clandestine activities 
geome ‘tough’ aod realistic; VV 
as the reputation of the United States, world puhlie einten. We 
do we cay in the United Natlans?°, ete., and geging hopelosely 
taralistic, legalistic end ‘geft. ' 


dhe sqocls of CIA's taitigtive in covert pollticsl apevations hae been 
to create situations which have coveed policy on the State Department. 
Thie wag oct the original idea behind CIA. Ae Allen Bulles wrote 

oo in hia 1947 memorendum to the Senate Armed Gervicss Committee, 
"Zhe Central Intelligence Agency shovld have abthing to do with pellen. 
Yet, in the yeore cince, CLS hae, in effect, ‘made’ policy in many 
parts of the world. A number of governments stilt in power Rage 
das they have oven bean targete of CIA attempte at overthaaw . not 
a state of mind coleulated to stimulate feicaily feelings coward the 
Unired Stated. ‘of courage, ie a pA example. 


Tule experience agb thatthe present lerer by whieh GUA nisifae 
State of & projected covert operation te inadequate to prefect US 

tatoréste. There wt be gomo mano by whieh State can be informed 
EEC 5 
Sans tp een e ce f ace dee Guheweise Sia Wee 


49061 Docid:32629331 Pane a 
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by wariare, I gamer, ie cegsnded tn some ¢ quartere 


3 For one thing, a paremilitesy 


VVV cee 


))%%ßFFC C Aevap-soe "whites we 49 Fle wo appear 


VVV 
int afford to 


The Commontetd, on the other hand, have no cexupios about 


| — — 
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Moreover, guerrilla warfare is fought, much more than military 
men ordinsrily realize, in an ideological context. The guorrilla 


_ eucceede when his program enlists grassrects support: and it 16 


very difficult indeed te heat Rim chen the countryside is with him. 
Van Mook told General Marshall in 1946 net to worry about the 
guerrillas in Indonesia; “we are sending 56, 000 men out there 
aud will clean the situation up in the three months." Marshall, 
who had had experience fighting guerrillaé in the Philippines, 


‘replied, It won't be eG easy. You will find that they will bleed 


you to death." Cyprue and Algeria illustrate the difficulty of over · 
coming guerrille resistance through sheer weight of military force. 


Serious guerritle mevements have been defeated only three times eines 
the eng of the Second Werld War: in Greees, because Tito’es defection 


closed the northern barder: in the Philippines; and in Malaya. In 


ee ae 
-combination of E Arte s and itary countermeasures. The 2 struggle | 


in Malaya, ae F rete Mas I Templer underatecd (and eaid}, wae for 
the mings end beasts — it therefore invelved not only 
paremilitary operationa but a vast educations! program, organisation 
of trade di,. political reform and an affer of national independence. 
I the guersilla’s power lice in hie ssvoluttenazy program, the enewer . 
ties in part ta meeting the ateds which enable tho guerrilla to rouse 
the countryside. “Without a political geal, wrote Mao Tae - tung, 
“guseritia warfare must fall, as it must if ite policiéel objectives do 
not coincids with the aspieations of the people gad if their sympathy, 
esoperation and sgéistaace cannot be gained, He added, Do we 
want the support of the mggses? E we do, we must go emong the 
mssseds avouse thém to activity; concern euvecives with their weal 


and woe.” 


Dor these reasons; — camnct bo considered a6 


primarily a military weapon, & te primarily a politics! weagon aud 
must therefare be gubfected to close and caréful political averaighit, 
& probably ehould be retsined in s reconstituted CIA rather than 
teangforeed to Defense: 
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tablish Policy Centrot? Hees f wonder whether the 
British éxpertence might net be ef value. The notable feature of the 
British totalligence ayetem ig the determination to Reep clandestine 
activity under ateict Foreign Cffice control. Thie pian fe achieved 
ta a number of ways! 


@} Seeret Intelligence Service MI-e) itself operates under 
the direction of the Joint Intelligence Cemmittae, which bea a 
Foreign Office chairman (until recentiy Sir Patrich Bean, who 
ta now the Britieh tepresentative of the UN) and which includes 
the Service Intelligence dircctars aud reprocentatives of the 
Colonial Office and the Commonwealth Relations Office as well 
a the Chief of SIS. 


b} bacie political warfare directives age originated, net 
dy 818. 7JVFFFFTFCTFTTFCTCCCCT anannpewabcaY 
eee VVV 


eh 818 covert politica) ection campatgns must ast only cone 
. divectives — cleaeed with the 
appropriate Feréign Office geographicat dN 


d' working graups under IRD charming govern cpore- 
tiene in apecial ret, such oe, for example, Sino-Beviet rela- 
tena ov the World Youth : Festivals 


e a Foreign Office Staff Linicon Officer site next to the 8 
Cites, and Fordign Office officiate devve toare of duty in SIS 
acctions. 


Boar e: 


3 Chie dos mona ue un intelligence erde would 
res in opsrational eutencmy dus that its operations would be at al 
bog axbject to Gtate Bepaetnoat cteaeanco = & clearance tobe 
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enforced by 8 by State Department 355 E 
working groups, and by the infiltration of Stare Depa: 3 
personnel into the intelligence agency. 


Obviously eule — would not succeed. however, unless the 
State Departraent itself were prepared to evercome ite inbred 
habite of diffusion, négatividm and delay and to take a firm and 
8 


Te relationship between aperations and telligence rataes partieu- 
larly povplexing queations. Intelligence“ includes two separable 


evaluation: The fleet Cosi with that small portion of raw intelli 
eee Dulles datimated in 1947 that | 
"a proper andlysta of the intefiiigence obtatasiie by. . . avert, 
normal, and sbevebontd anaes. dien suit ud with ever 60 percent, 
1 choutd estiraate, of the information required fer the guidance of cur 
national paltey" the gecond iavelves the collation and interpretation 
A oli ferme of intelitgence, however.cbtained and the production of 
‘aetimsted, 


” ‘Unter the Beitioh aystem, cleadestine collection ie entrusted to the 
Secret Intelligence dervieg. The research, . = 5 
function is located in the Foreign Office Ressarch OB ‘ 


Undar the Amoricen gyetery CIA has resganathility for both 

lande stine cellectien and research and analyst, The Mate Pepast+ 
ment'e Bureau of inteiligenes and Reecarch dee hes research and 
englyéte reepoadibilitiea: hut, in practice, GIA tae established 
control over the machinery for producing attiong! eatimetes in ouch 
4 way 66 to reduce State's contetbution to submitting ita views to CIA 
for Becoptancs or zi pre ln other word, where in Creat Britain 
| the Fereięn Office plays the ceordinating vale in the intelligence fteld, 
in the United States that rele hae deen acaumed by CLA, 


et te 
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. The argument against incorporating the resesreh aut estimate 


function in State was made by Dulles in lo: “Foe the proper 
judging of the situation in any foreign country it i@ important that 
infayvmation should be processed by an agency whose duty it te fo 
weigh facta, and to draw conclusions (rem those facte, without 
baving either the facte or the conciusious werped by the inevitable 
aod even proper prejudices of the men whode duty it f to determing 
policy and who, having once determined a policy, are too likely to 
JßßVVVùVVͤoV.. polcy Pe 
faulty. 


poe ee effect against 
the incorporation of the scacarch and estimate function in CLA ao 
be if ietelligencs te tan closely connected with operations, then 
these committed to s particular operation will tend to aciect out the 
intelligence which validates the operation. 


Obviously both erguineuty conclude in 6 case for eho extabliekment of 
© talely indapeadees —ͤ—ũ— — But, I the RAE 
group te deo independent, one rina into the Oppadite danger? thet ie, 
ea eee 
intelligence checks, 


The troubte withthe ges operation, tor example, ‘wae not that 


JV we oes oa ce eee ee 


JJJJVVVVVVVVVVVVVT 
would provete upeisings tiehind the Iiaes aad defcetions fram the 
WA... re ee ee 
produced gensral appratasiea of the Cuban gitustion but thoes were 
wholly independent of (ha Coban operation, t gather that, {f ite 
opinion bad been tnvited, D would have given quite a diff n. 
gatimate of the state of opinion in Cuba fram that on which the chers 
tion was hast, There existed, fm ghost, the eidiculous aftaation 
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that knowledge of the Guben operation, Qaunted in Miami bare 

dy any number ef lowelevel agents in the operations branch of CIA, 
was denied to even the top officials of the intelligence branch. The 
Bureau of Intelligence nd Research of the Department of State 
knew even less about the Cuban operation. 


The problem, then, ia fo have an R&E group suffictently independent 
ef both policy and opdrationa te resist the pressure to make the cace 
for vested ideas and interests - yet aufficiently close to be able to 
aubject projected operations or policies ( to thea moat intense and 
searching scrutiny. 


Where could thie group be. fecated? if the GIA were to become 
gubordinate to State, 4¢ M- is to the Foreign Office, then the RRB 
function might be vested in 4 ccordinate eubagensy, somewhat inde- 
pendent of both State aad CEA, yet closely connected with beth in day~ 

to · day opevationa. The R&E subagency would receive intelligence 

from CIA and from State, 66 well ae from the services and, of course, 
feem public sources. it would represent, in effect, a fusion of CIA / D 
and State / Rtelligence and Research, It might alee take over certain 


of the gervice functions now confided te CIA «+ photographic interpre. 


tation, bicgrephical data, foreign broadcadt monitoring, overt cellec- 
tian, mép@, te, There might be in addition 8 Joint Intelligence Board 
with representatives from al} the intelligence agencies and with e 

tor White House chairman: 


V. Concluston.. 


The argument of thie memorandum apiiee & fafsly Greetic rearrangce 
ment of our present intelligence set-up. It alee implies the capacity 

( etrnont t Sa¢ume command of the ditustion dnd to do 
ao in an effective and purpodeful way, If the State Department as at 
present staffed ig net capable ef esauming effective commend, thie ia 
not. in y judgment, an argument against 6 ratiengt reorganization of 


intelligence. 2 ig dn argument for a dragtic overhaul of the State 
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The atructure which would meet the criteria guggested in this 
memorandum would be as follows: 


1} The State Department would be granted general 
clearance authority over all clandestine activity. This 
might be effectuated on the British model by the appointment 
of a Deputy Undersecrétary of State for Intelligence. who 
would act for the Secretary in these matters and who might 
serve as chairman of a Joint Intelligence Board. 


2) The Joint Intelligence Board would include repre- 
gentatives from all elements in the intelligence ae ca 
and also from the White House. 


3) The operating branches of tho present CIA would be 
reconstituted under some blameless title {the National Informa- 
tion Service}. . This new agency would be charged with responsi- 
bility for clandesttce callection, for covert political operations 
and for paramilitary activities, N would submit projects to the 
Deputy Undersecretary of State for Intelligence far clearance. 
in general, the agency would bear somewhat the game relations 
ahip to State as the Digarmament Administration and ICA 
presently do. 


4} A second „ agency would be ect up, again 
bearing a blameless title (the Foreign Ressareh Agency}, coordic 
nate with the operations agency. This egeacy would be charged 
with responsibility for collation and iaterpretation. d would 


include CIA / DDR. the Bureau of Intelligence and Research in 


State, and the various service functions now eaeried on by CIA 
(photographic interpretation, biographical files, fer¢ign broadcast 
monitoring. scientific intelligence, mapa, avert collection, ete. ]. 
It might well be located in the CIA building in McLean. 


; Avthue Sebliesinger, jy. 
The Attorney General 
Mr. Bundy 
Mr. Dungan 
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